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16 January 1984 


MEMORANDUM FOR: National Intelligence Officers 

PROM : Chairman, National Intelligence Council 

SUBJECT : Senior Review Panel Study of Intelligence 

Judgments Preceding Significant Historical 
Failures 


1. Several months ago, the DCI commissioned the SRP to 
examine about a dozen significant intelligence failures over the 
last twenty years or so and asked them to identify and evaluate 
the reasons for those failures. 

2. I found their study of great interest and believe it 
should be required reading for senior managers in the analytical 
and estimating business. While those of you who participated in 
the events of the time may differ in some degree in your 
assessments from the SRP, I personally believe the overall 
judgments reached in their covering memorandum to the DCI and 
DDCI have great validity for our work. I commend the entire 
report to you. 


} 

Attachment : 
SRP Report 
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83-6093 


19 December 1983 


MEMORANDUM FOR: Senior Review Panel Members 

Director of Central Intelligence 

Report on a Study of Intelligence Judgments 
Preceding Significant Historical Failures: 
The Hazards of Single-Outcome Forecasting 


1.1 compliment you on your study of intelligence judgments preceding 
significant historical failures. I think that the broad perspective you 
provided in your identification of single-outcome forecasting as the root 
of the problem is right on the nose. 

2. However, you have done such a good job and developed so much 
background that I am asking you to go a little further by focusing in on 
specific turning points within some of the episodes with which you dealt 
broadly and determine whether we saw what was happening and where it could 
lead, whether we raised the question, whether we speculated on alternative 
possibility and what that speculation might have been, whether there was any 
evidence indicating the actual eventuality, where we missed it, what we 
should have looked for. For example, you provided an assessment of overall 
problems on Vietnam. What I would like to see added to that is a focus on 
the specific judgments made at turning points, the evidence and analysis 
provided at a critical point in time or on a specific development which 
actually occurred — could it have been foreseen — what evidence was there, 
what should have been looked for, which speculations in retrospect were 
reasonable and were they put forward? 

31 For example, when North Vietnam launched its offensive in 1975, 
did we think they were going to Saigon or did we tell ourselves they had 
limited objectives'? In the latter point was the speculation ever raised? 

When did the evidence of the ultimate objective accumulate? 

4. Similarly, did we speculate the Soviets were going to control 
Afghanistan, that the Shah was finished and what the alternative outcomes 
might be, what the alternatives to Somoza might be? Menges did a study 
on Cuba and Nicaragua which addressed some of these questions. 

5. To see whether you can do what I am now asking, I suggest 
concentrating on the decision in North Vietnam to .go for Saigon, the decision 
of the Soviets to take control of Afghanistan, and perhaps the decision of 
the North to intervene in South Vietnam. We'll wait on Cuba and Nicaragua 
until we see how much help is available from the Menges exercise. 
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pn the likelihood of all-out Soviet support of 
Hanoi, I present these questions relevant to the further analysis for which 
I am now asking: 


— Was there not a significant escalation of Soviet support 
subsequent to 1965? 


— When did USSR become the primary supplier? 

— What were we saying about them from 1965 to 1975? 

r ' : ^ 

William J. Casey 

f ■ 

, • • • . 
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THE DIRECTOR OF CENTRAL INTELLIGENCE 

WASHINGTON, D.C.10S03 


f Senior R«vi*w Pond 


NIC 9079-83/1 
16 December 1983 


t 



MEMORANDUM FOR: 


Director of Central Intelligence 
Deputy Director of Central Intelligence 


SUBJECT* Report on a Study of Intelligence Judgments 

Preceding Significant Historical Failures: 
The Hazards of Single-Outcome Forecasting 







1. Submitted herewith Is the subject report, responding to 
your request. 


2 . 

causes 


In this report we have attempted to determine the 
In Instances when the Intelligence Community did not 
adequately anticipate significant events on the world scene, 
to Identify measures which might Improve performance In the 

future. 


and 


3. In addition to yourselves, we have sent this report only 
to the Chairman, National Intelligence Council. Should you wish 
further distribution, we would be pleased to follow up as needed. 


25X1 
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Senior Review Pon*l 


NIC 9079-83 
16 December 1983 


MEMORANDUM FOR: Director of Central Intelligence 

Deputy Director of Central Intelligence 

SUBJECT: Senior Review Panel Study of Intelligence 

Judgments Preceding Significant Historical 
Failures: The Hazards of Single-Outcome 
Forecasting 


I. Setting 

1. This report summarizes the Panel's findings In an 
.Inquiry you directed It to make on the quality of Intelligence 

judgments preceding significant historical failures over the last 
twenty years or so. 

2. He used as a basis the cases you nominated for review 
and added a few others which have also had major consequences for 
US Interests. For each we have prepared brief monographs 
appended to this report as attachments. Chronologically, the 
field we surveyed Includes: 


Case 

Critical 

Date 

Attachment 
TaF 

The Likelihood of North Vietnam 
Intervention In South Vietnam 

1945-1965 

A 

The Likelihood of All-Out 

Soviet Support of Hanoi 

1950-1965 

8 

Cuba 

1957 

C 

Slno-Sovlet Split 

1959 

D 

First Chinese Nuclear Test 

1964 

E 
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Libya 

1969 

6 

The OPEC Price Increase 
of December 1973 

1973 

H 

Ethiopia 

1973 

I 

Afghanistan 

1978 

J 

Iran 

1978 

K 

Nicaragua - The Nature of 
Somoza's Opposition 

1978 

L 


3. Our method of approach In general was to concentrate on 
Community and Agency publications — Including typescripts and 
periodical articles — fn the two or three years preceding the 
critical or transforming outcome. The retrieval effort varied 
widely, from a few years back to over twenty-five, and depending 
on the publications record, from less than a hundred Items for 
each to more than four hundred. For each of our case studies, we 
attempted: 

a. To determine the main lines of the analytical and 
estimative judgments of the period. 

b. To examine the extent to which these judgments were 
supplemented by the use of alternative hypotheses, 
speculative analyses going beyond developments strongly 
supported by the evidence, or conjectures about lesser 
probabilities than favored outcome forecasts. 

c. To judge' whether more speculative approaches might 
have proved In the end more realistic and succeeded In 
alerting the policy community earlier to outcome potentials 
largely Ignored at the time. 

4. The attached case studies, while often reflecting 
discussions within the Panel, are Individual essays by its 
members, as shown by Initials at the end of each. The report's 
findings and views, which follow, have the concurrence of all 
Panel members. 


II. Findings 

, 5. Both Community processes and Agency analytical quality 

V have significantly improved in the last two or three years. No 
one we think can fairly 'read the record of these case studies 
without reflecting on recent qualitative Improvements In the 
system. NIEs/SNIEs of the present period are simply better 
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written, better presented, wore timely, and more relevant to 
policymaker needs. Recent Agency assessments provide better 
coverage, are analytically wore thorough, have frequently 
superior estimative quality. Me much doubt, for example, that ^ 
practice today would overlook— for several years before and 
after— overseas developments of a significance to US interests 
similar to those In Libya In 1969, Ethiopia In 1974, Afghanistan < 
and Nicaragua in 1978. 

6. The one area In which we think contemporary production 
has not much Improved Is length of papers. Apart from technical 
studies, where special considerations apply, too many estimates 
remain too long for useful communication between the Intelligence 
and the policy communities. 

7. The strength of performance in the cases we have 
Examined Tay <n the promp tness, extent, and variety or curr.Bt 
Intellige nce production. The main weaknesses were in analytical 
Integration and estimative projections. These conclusions seem 
to us valid for each of the cases we have studied. But we do not 
think that all of them should be considered “historical 
failures. - 

a. Vietnam remains controversial, and It may be some 
years yet before history has a verdict on Intelligence 
performance, as on other kinds of performance there. As we 
read the record. Intelligence publications were throughout 
generally careful, realistic, and thorough. There were 
occasional errors of fact and Interpretatl on f as In the use 
and utility of Sihanoukville. There was more of a tendency 
to overestimate the effectiveness of our Initiatives than to 
underestimate those of our opponents. There were few— too 
few— broadly ranging strategic analyses. But on the two key 
Issues we were asked to examine— North Vietnamese 
Intervention In the South and all-out Soviet support to 
Hanoi— our conclusions are that the policy community and the 
Executive agencies had an adequate. If diffuse, body of 
intelligence available and that there Is little basis to 
conclude that either constituted a strategic surprise. 

b. Similarly, on Cuba and the significance of Castro a 
year or two before he took power and on Nicaragua and the 
nature of the opposition to Somoza, the argument can be made 
that the exercise of Community processes was belated, that 
early Agency assessments remained ambiguous longer than was 
desirable, and that there was too little speculation In the 
period when evidence was thin. But there seems to us no 
persuasive conclusion of failure. From 1957 on In the case 
of Cuba and from 1978 on Nicaragua, Community and Agency 
assessments clearly documented and projected the orientation 
of the main players and the probable and actual outcomes. 
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e. And on the first Chinese nuclear test, occurring In 
1964, the Community scored a successful prediction— albeit 
for a number of very wrong reasons. 

d. The other cases seem to us clearly a set of faulty 
Intelligence judgments. In most, last minute or early 
retrospective analyses soon corrected the record, but there 
were significant failures to assess the direction of events 
and the strengths of competitive forces; to estimate goals, 
directions, and the velocity of events; and to anticipate 
probable outcomes early enough to alert policymakers to 
emerging new situations. 


8. In the estimates tha t failed, there were a number of 
recurrent " common factors which, in retrospect, see m critical^to 

■ . . TTT -Jr SI - . 1 j r The wiA r f Hi C t 1 nfltH eh 1 fl fl 


the aual 1 tv of the analysis. The most distinguishing 
characteristic of the tailed estimates— the Slno-Sovlet split, 

the Qadhafl takeover In 


Libya, the OPEC price increase, tne revolutionary transformation 
of Ethiopia, the Soviet Invasion of Afghanistan, or the 
destruction of the Shah’s Iran— was that each Involved historical 
discontinuity and. In the early stages, apparently unlikely 
outcomes. 


9. The basic problem In each was to recognize qualitative 
change and to deal with situations In which trend continuity and 
precedent were of marginal. If not counterproductive, value. 
Analysts of the period clearly lacked a doctrine or a model for 
coping with Improbable outcomes. Their difficulty was compounded 
In each case by reluctance to quantify their theories of 
orobablllty or their margins of uncertainty. Findings such as 
■likely,'' ■probable," "highly probable," "almost certainly," were 
subjective. Idiosyncratic, ambiguous between Intelligence 
producer and consumer, uncertain In Interpretation from one 
reader to another, and unchallenged by» a requirement to analyze 
or clarify subordinate and lesser probabilities. 


10. Too many of the analyses were Incident-oriented and 
episodic; too few addressed the processes that produced the 
Incidents or speculated about underlying forces and *£®nds. 

In many of the cases. Information sources were not sufficiently 
representative, were themselves prisoners of continuity 
assumptions, and were ultimately overtaken by sequels they failed 

to foresee. 


11 . In our view, however, the major factor In the failed 
es timates was overly cautious, overly conservative. singl|_- 
outcome forecasting. Many of their judgments can be faulted In 
hindsight as clea'Fly wrong. The case against them, however. Is 
not so much retrospective error as contemporary Inadequacy. For 
the most part, they rested on the prevailing wisdom of the time 
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and were reinforced by professional assessments of the available 
evidence* 


\/ 


12* But in none of the flawed cases did contemporary 
analysts present or analyze. In their publications of record, 
alternative outcomes; speculate on possible developments 
suggested but not fully supported by "hard evidence; or 
conjecture about lesser possibilities than their preferred most 
probable projections* 

13. This addiction to single-outcome forecasting defied 
both estimative odds and much recorded history. It reinforced 
some of the worst analytical hazards — status quo bias and a 
prejudice towards continuity of previous trends, "playing It 
safe," mirror-imaging, and predispositions towards consensus 
Intelligence. It was compounded by what the British call 
■perseveration" (a tendency for judgments made In the early 
stages of a developing situation to be allowed to affect later 
appraisals and an unreadiness to alter earlier views even when 
evidence requiring them to be revised becomes available) which 
narrowed collection requirements and froze their priorities to 
overtaken analytical frameworks. The practice Invited failure. 


III. A Few Observations 

14. In our view, the central problems that emerge from our 
study are how to deal with Inevitable uncertainty, how to manage 
concurrently both greater and lesser probabilities and how to 

y/ cope with discontinuity and apparently unlikely outcomes. . 

V single-outcome forecasting Is clearly less than an Ideal approach 
to these problems. 

15. To attack them, probably the most Important requirement 
is to Increase sensitivities on the part of middle-level managers 
and analysts alike that these are In fact real problems and that 

\j failure to deal adequately with them will be Invitational to 
repeated failures, both In the substance of projections and In 
the timeliness of Intelligence advice. 

16. The world will stay a chancy and changeable place and 
the only rule Is perhaps that there Is an Inevitability of 
uncertainty which we Ignore at our peril. Information at best 
will always be In some part fragmentary, obsolete, and 
ambiguous. "Hard evidence" about the future will remain a 
contradiction In terms. Intelligence professionals can, and 
should, attempt to decrease uncertainty, the number of surprises, 
and the unexamined consequences of their Interacting variables. 
They cannot hope to live In an environment Immune to the 
contingent, the unexpected, and the unforeseen. 

17. The need Is for estimative resources and efforts that 
are highly flexible, that take Into account the extraordinarily 
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complex array of matters which determine future developments, 
that have a significant surge capacity, and that are addressed to 
contingent futures. Single-outcome forecasts poorly serve this 
requirement. They do not reduce uncertainty. They only Increase^ 
the margins of surprise. 

18. A number of your initiatives are obviously addressed to 
these Issues: Improved substantive leadership, more 
sophisticated training methodologies, heightened precision In 
collection targeting and techniques. Me believe that substantial 
Improvements have been made in the last several years. 

19. To reduce and respect the claims of uncertainty and 
surprise, we think a few other substantive and procedural 
techniques merit consideration In the production of Community 
estimates (and, for that matter. Agency assessments) concerned 
with probable outcomes. In most such analytical problems, there 
is an initial distinction between two categories of cases: 

a. Those In which the likely outcome and the 
distribution of probabilities cannot be agreed. 

b. Those In which there Is consensus on the likely 
outcome, but differences on the degrees of probability to be 
attached to It and to conceivable but less likely 
developments. 

20. The former seems to us the easier case. Mhere there Is 

no agreement on the most likely line of development— If the 
estimate cannot be deferred for further collection and analysis- 
greater reliance on separate, adversarial and competitive 
analyses would seem appropriate. The competing analyses, by 
whatever means derived, should go to the NIC for Its collegial 
consideration and advice on relative probabilities. Any 
subsequent publication should, of course, contain analyses of the 
competing outcomes. a 

21. For the other category of cases, perhaps the 
preponderance, where there is general agreement on likely 
outcomes, we think that, as a general rule, NIEs/SNIEs should 
Include an ■Alternative Outcomes - section. Its main purpose 
would be briefly to spell out lesser probabilities and other 
possible developments— not fully supported by the evidence but 
suggested by visible clues, fugitive data, or newly emerging 
trends or personalities. 

22. For the technique to work, two further changes In 
NIE/SNIE format would be Indicated: 


a. Probabilities In both majority and minority cases 


should be auantlfied. we ao not T«vor *iauu. . . 

calculations or de'fTnltlons. Me think some rough 
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approximation--**! Ightly better than even," "two to one," 
"three to one," or possibly even "four to one"— would cover 
most human events and be sufficiently precise for clear 
communication between intelligence producers and consumers 
and among disparate policy readers. Apart from this added 
clarity, the value of the approach would be to emphasize the 
possible prospects for alternative outcomes and to provide 
Improved guidance for the collection community. 

b. A list of future Indicators should Invariably be 
Included. Its aim should be to underline those contingent 
devel opments , decision points, and future policy crossroads 
which could affect the durability of the analysis, alter Its 
major judgments, or Influence the odds on outcomes. 


X X X X X 

23. In the past generation, many Western analysts have 
assumed that, as the era of colonialism has drawn to a close, 
major change, systemic revolutions and radical transformations of 
society would be less frequent and progress toward democracy and 
peace more assured. Government change, palace revolutions, 
coups, etc., might occur but there would be fewer cases of 
historical discontinuity capable of fundamentally transforming 
political and social circumstances or abruptly altering power 
relationships. We think this a highly mistaken view. Over the 
next 20 years, the Community may well confront analytical and 
estimative challenges, no less severe, and very possibly much 
more complex, difficult, and dangerous, than those reviewed In 
this study. The prospects for historical failures will be no 
less present, and we must prepare for them. 25X1 


25X1 
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SUBJECT: Senior Review Panel Study of Intelligence Judgements "*~ 
Preceding Significant Historical Failures: The 
Hazards of Single-Outcome Forecasting 


SRP/DCI :tb (16 Dec 1983) 

Di stri buti on : 

Original - Director 

1 - Deputy Director 
1 - Chairman, NIC 
1 - ER 

1 - DDI Registry (blind copy) 

1 - SRP File 
1 - SRP Chr ono 

1 - SRP 25X1 

1 - SRP 
1 - SRP 
1 - SRP 
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m . Tiinnn OF WOgTH V 1 ETHAH mEPVFHTIOH 1 H SOUTH YIETJAH ^ 


, Hft Ch1 N1nh as the leader of the Vietnamese 

The emergence of Ho Chi Mlnh maneuverings by ■ if 

;ir.?s?uUrrmt n ni,.nr n 9ri n upt .» i...» .* «i» » m#t " 

not before* 


si:;*!::; "^■Snis’iss s-5 • 

a a a i a 1 ^ lid Alt til 


ion OI — * - a 4*.|.4« 

the ^eSIlKrt) 5 SS ISt « Intended one d., to^eontr.l .11 

Bong (Communist) P i* dispute mas the petty*, at 
Vietnam, .“hat was in op degree 


“SniJTKit';.'. in- dl l.pute mas tne P.-v- ^VcHh^Horth 

accomplish these objectives and th d^g communist movement. 

Vietnamese mere acting .. ...a 


Ifliiicac - . 

«'■; 

p u b 1 Ished on Its *-♦<«<+*** 


25X1 


in 1 ' t "'nt”l 1 gSn« P dMOTen« C l"»h 1 c* ihe’prlma^y focus «s 

on°Ch 1 na^ [».. clmbodla. South East Asia. etc. 


HIE S mas remarkably prescl ^th.^wlll^to^remaln, speculated 
questioned «»ether the French y h 2 ve Intlrveied. acknoml edged that 
that the Chinese might already nave thin the French, that 

Viet Hinh capabll 1 ties J®. . 9 dr < ve the French out of North 
the Viet Hinh could probably . finally concluded that 

•control"of l 'the S V1et 0 H1 nh*wou^d ^eventual ly^ntall^Communl st . 

effective' Hestern^ assistance to other countries In the area. 

. • •• j . i. . an/f ^ t. 


If Ho Chi Hinh al wa yj, 1 nt J nd ®? V e?theless y was e a n real^ IsU* 
peoples under his leadership. Je^evertheUs^^^ ln Augu of 

After losing his to f pursue P the ultimate victory by 

securing f a?e objectives. 

^ • 


1 ng a bci ^ • 

His initial reverse mas dealt by^the Br1t1sh^6eneral^ h 

"i^Ul’Shne^he Chinese" Nationalists performed the same tas 
north of the parallel. 
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General Grade not only released the French forces 
Incarcerated by the Japanese toward the end of the war* but he 
rearmed them and also permitted the Imperial Japanese forces to 
retain their arms. General Grade took these measures to 
maintain control of the population pending the arrival of 
sufficient allied forces. In the South these actions largely v- 
aborted the success achieved by the Viet Mlnh under the more 
relaxed actions of the Chinese Nationalists north of the 17th 
parallel • 

Subsequently, the French succeeded In driving Ho Chi Mlnh 
and his forces out of Hanoi. General Glap and the Viet Mlnh 
retreated Into the jungles and began the long series of campaigns 
which continue to this day as they seek to establish their 
hegemony over South East Asia. 

There were several discrete steps taken In the expansion of 
North Vietnamese control over the remainder of the country. 

The first phase was devoted to clearing the French from the 
Vietnamese territory north of the 17th parallel to the Chinese 
border. These efforts continued from 1946, when the French 
retook Hanoi, until 8 May 1954 when Dlen Blen Phu fell. 

The North Vietnamese confidently expected that they would 
assume complete control of the nation as the fruit of the 
subsequent peace negotiations which followed. They were denied 
this reward in part due to a lack of support by the Soviets. 

They had to settle for half the country, with an election to 
determine the fate of the provinces south of the 17th parallel to 
be held at a later date. 

The second phase was designed to reunify the ethnic 
Vietnamese under a single government dominated by the Lao Dong 
party. 

The third phase was to extend the Influence of Vietnam over 
Laos and Cambodia. 

The struggle continues In Its third phase to this day. 

I 25X1 


For example, NIE 91, "Probable Developments In Indochina 
through Mld-1954," dated 4 June 1953, stated "The Viet Mlnh do 
not have, and probably cannot develop within the period of this 
estimate, the capability to make such effective use of heavy 
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equipment— artillery* armor, and aircraft— from Chinese 
Communists as to permit successful attacks against strong 
concentrations of regular French forces." Eleven months later _ 

Dlen Blen Phu fell partially because of Viet Hlnh anti-aircraft — 

and field artillery support In the selge. 

Two weeks before the final agony of the French forces Inside 
the perimeter, a memo to the Director stated "Me believe on the 
basis of Information presently available the French will be able 
to hold • • The paper was more accurate In estimating the 

political and psychological consequences of a French defeat. 

NIE 63-7-54, published 23 November 1954, could well be a 
model for clear, concise estimation. It laid out unequivocally 
the course of action the North Vietnamese pursued until their 
final victory. These judgments were confirmed In NIE 63.1-2-55 
In April 1955 and SNIE 63.1-4-55 In September. 

An optimistic note began creeping Into the publications with 
NIE 63.1-3-55 in October 1955. The estimate concluded that Ngo 
Dlnh Diem, then the president of South Vietnam, had made 
progress, that he would be able to cope with his non-Communlst 
opposition. The paper accepted that there were 10,000 North 
Vietnamese military deployed In South Vietnam. 

In July, NIE 63-56 accepted a figure of 8-10,000 armed 
Communists plus a political network in SVN and considered that 
these forces posed a serious Internal security problem. The 
North Vietnamese Army was pegged at 266,000 and speculated that 
of the 95,000 men evacuated from South Vietnam at the time of the 
armistice, some may have been retrained and perhaps even 
reinfiltrated. The paper estimated the North Vietnamese cadres 
would not be able to develop widespread support. 

In May 1957 NIE 63.2-57 concluded the NVN government had 
lost support due to Its clumsy efforts to reorganize agriculture. 

NIE 63-59 published In May 1959 estimated there were 2,000 
active guerillas, acknowledged hit and run raids. Intimidation, 
and assassinations had Increased but considered the prospects of 
reunification of the North and South to be remote. 

In August 1960 an atmosphere of pessimism pervaded NIE 63.1- 
60. It concluded that the trends In the past six months were 
adverse to the stability and effectiveness of the Diem 
government. 

A year later NIE 14.3/53-61 stated a major Hanoi directed 
Communist offensive against the Diem government directed toward 
the reunification of Vietnam under Communist control was under 
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.... The Viet Cong hard core^had^rl sen 

south.est^an^severalareasnorth.est of^elgon ..reader th , t , 

extensive control ,4^ . n( j effective SVN efforts, " 

Slth continued high e*els «S eld "^"'.reduced. The paper 

ttie ^iated°that°the death of Diem could provide the Communist* 
ul t l^an* opport uni ty i. seize control of the government. 

, , OC i CUTF 53-2-61 traced the Infiltration routes for men 
\lU?k «s estlmated^at 16toOO°desp1te*recent loUes If 9 1.200. 


major escil.tlon .1th "unisSorog res s h ad been blunted and 

document concluded that Communist ?" ons1de red It 

that the t-u.t °n - s . 1 |. e# The t P e P t> ^ „ th Vietnamese . 

unlikely that JJ view op direct military attack or would / 
regime mould e Jther reso dir units Into the south. 

introduce overt l \l!t c"g”o!nd be iontalned militarily and 

J il.KKV.in*!.-- in espandln, the »f »o,.rnmen ^ 

control. Ho.ever a not. of c.ut 1»« “J ’ „ „ 1th , ny confidence 

‘55 mr^V.p.cm of "the 1 * government to ..barb on r.gulred 

measures was questionable. 

in reviewing the mass of documents P rod “!' e J ll i y f *5j that 

sel zeV the C US C 6overnment*f rom U t1me°to "S! they nevertheless 

stand up quite well, 
th. Intelligence 

reaching several erroneous Judgments. 

successive^ i xiini” ssffl! v» f f ..« i » 

ISr efforts to stabilize South Vietnam. 

US policymakers underestimated the resourceful ness^of^the^ 

r^ir.^rSe’S.^rilsiri^.rte. 4 

The Intelligence Community disagreed ^on^two^lssues.^^One, 

the quantity of SU PP^]®? en Kf+i ft ftn 1967 and 1970, and second, the 
strength of Ue’^et^inrforces .lthln South Vietnam prior to 
the Tet Offensive of January 1968. 
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Although these were significant Issues and although the 
controversy continues to this day* the conflicting views were 
readily available to all the field commanders who were free to 
base their operational plans on their personal estimate of the 
enemy situation. It Is, therefore, d1ff lfult to ascribe to the 
Intelligence Community principal responsibility for the less than 
successful outcome of the conflict. 


If the judgments whlpsawed between optimism and pessimism. 

It must be realized that events moved dramatically as Incidents 
and coincidents collided with forces quite outside the applicable 
arena of the conflict. 


Our domestic political climate, the Slno-Sovlet split, the 
assassination of President Kennedy, the ouster of Premier 
Khrushchev, and so on, had Impacts on events which the 
Intelligence Community could hardly be expected to anticipate In 

concert. 


The results of our efforts In Vietnam leave little to point 
to with satisfaction, but the Intelligence Community can claim 
with considerable validity that It has fewer errors to 
rationalize than most. If not all, of the other agencies Involved 
In that lamentable conflict. 
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THE LIKELIHOOD OF ALL-OUT SOVIET SUPPORT OF HANOI 


From 1945 to 1950 the Soviet Union seems to have been 
preoccupied with problems closer to home and to have paid little y 
attention to the events In Vietnam. 

However, Chinese Nationalist assistance and support began 
during the war years and was designed to tie down Japanese 
Imperial forces which would otherwise have been available to 
Increase the pressure on the Chinese forces further north. 


With the victory of the Chinese Communists over the Chinese 
Nationalists In 1949, Ho Chi Mlnh found fraternal support from 
his Communist neighbors to the north. Hhat arms and equipment 
were available tp the Viet Mlnh from the days of World War II 
through the early 1950s appear to have been captured from the 
Japanese or the French, or were Items supplied by the Chinese of 
Chinese manufacture. 


It was not until January 1950 that Ho Chi Mlnh journeyed to 
Moscow and signed a pact with the Soviet Union. Soviet arms 
began arriving about a year later. It would seem that the Soviet 
Union Initially acted as a backup supplier. Basic North 
Vietnamese requirements continued to be satisfied by the Chinese 
Communists. However, as the level and the complexity of the 
conflict escalated and more sophisticated weapons systems were 
required to cope with the challenge of the US supported South, 
the Soviet Union made available Its arsenal of weaponry and 
equipment. By 1965 the USSR had assumed the responsibility for 
providing from 70 to 95 percent of the military aid received by 
Hanoi. This Included SAMs, AA guns, aircraft, trucks, radar jet 
fuel, etc. China continued to supply some of the simpler weapons 
for the Infantry, some ammunition, a few aircraft and some 
trucks. 


Although some of our estimates speculated about the problems 
created for North Vietnam by the Slno-Sovlet split, the 
conclusion was consistently drawn that though the rupture posed 
difficult dilemmas. North Vietnam would continue to receive 
needed support from both of Its Communist allies. Events bear 
witness that the Chinese and the Soviets, whatever their 
differences, responded adequately to the needs of the North 
Vietnamese. 

As each South Vietnamese or US threat developed and was 
recognized, the North Vietnamese set about developing an 
effective response. Tactics, techniques, and equipment as 
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necessary were brought together; troops were trained and fielded 
expeditiously. _ 

The Chinese provided troops to maintain the rail lines 
entering Vietnam from China and the Soviets initiated a sea Hf* • ^ 
to maintain a steady flow of essential supplies. The 
and momentum of North Vietnamese operations " ore ' 

of the capability to move supplies down the Ho Chi Mlnh trail, 
than the availability of this material In Hanoi. 

It Is difficult to fault the Intelligence Community for 
their performance In predicting the level and character of Soviet 
support. NIE 63-7-54, published 23 November 1954, Is a mode! of 
clear, concise estimation. It laid out succinctly the broad 
outlines of the strategy which the North Vietnamese pursued 
relentlessly until their final victory. 

NIE 63.1-55, published on the 19th of July 1955, concluded 
that the Sino-Sovlet Bloc would almost certainly provide 
sufficient economic and technical assistance to meet minimum 
requirements. The estimate noted that the North Vietnamese 
regular army had been receiving new and heavier military 
equipment from Communist China. The NIE specified that East 
Germany, Poland, and the Soviet Union had promised to send needed 
equipment, machinery, and technicians to train North Vietnamese 
personnel. The USSR had negotiated with Burma for supplies of 
rice. 

NIE 63-56, published In July 1956, detailed Bloc grants to 
North Vietnam. It was estimated that China had contributed 
$300,000,000 and the USSR $1.00,000,000. 

NIE 63.2-57, published In Hay 1957, described the developing 
complexity of the North Vietnamese armed forces which by this 
time Included a 268,000 man army, a small navy which was 
considered a maritime adjunct of the army, and a quasi air 
force. The estimate admitted It had little Information on either 
the number of advisors or the current extent of Chinese (or 
Soviet) military assistance to North Vietnam. 

By 1959 the Community concluded that North Vietnam had been 
bolstered by over $500,000,000 worth of Bloc aid. China had 
supplied 55 percent, USSR 30 percent, and the rest came from the 
satellites. Military aid was In addition to that amount of 
economic support. The paper stated that military aid. In 
violation of the Geneva Agreements, was being received from the 
Bloc but precise Information on types and amounts was not 
available. The estimate speculated that "In the event of large 
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scale hostilities, the North Vietnamese would almost certainly be;*-. 
supplied with logistical support as needed.” 

By T 961 estimated Bloc economic aid had risen to 
$900,000,000. The North Vietnamese armed forces now were 
described as Including a small coastal naval force and an 
Incipient air force. The paper described specific shortages and 
concluded that most military aid was still coming from Communist 
China. * 

On 7 November 1961, a SNIE entitled "Probable Communist 
Reactions to Certain US Actions In South Vietnam" was 
published. This was the first of the "What If" papers. In this 
estimate the Community concluded "The USSR would almost certainly 
try to take the lead In supplying whatever military assistance 
was necessary In order to maximize Its control over the 
situation." 

SNIE 58-51-62, dated June 1962, was a second "Hhat If" paper 
which considered Bloc reactions to various US escalations. The 
anticipated Bloc reactions outlined In the paper were remarkably 
faithful to the course of events as they later unfolded. 

SNIE 14.3-64, dated 4 March 1964, traced the progress of the 
North Vietnamese army back to 1954. By now the army was credited 
with having adequate stocks of conventional equipment, thanks 
primarily to Chinese assistance, to Include light and medium 
anti-aircraft artillery acquired through Soviet and Chinese 
sources. There were Indications that Soviet tanks had been 
supplied. The navy was credited with 28-30 gunboats, 12 Soviet 
motor torpedo boats, and 4 submarine chasers. The air force was 
not believed to have any combat aircraft at the time. There was 
a description of the North Vietnamese air defense system which 
Included 29 early warning radars. 

Again, In SNIE 50-2-64, dated 24 May 1964, entitled 
"Probable Consequences of Certain US Actions With Respect to 
Vietnam and Laos," the judgments were sanguine and affirmed "The 
USSR • • .would probably offer various weapons and air defense 
equipment." 

SNIE 10-65, dated 4 February 1965, preceded our government's 
decision to Intervene massively with ground forces. In 
discussing the role of the USSR In paragraph 12, the paper 
speculated that Premier Kosygin's projected visit to North 
Vietnam carried forward the trend of Increasing Soviet 
Involvement In this area which began directly after the fall of 
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Khrushchev* The paper continues: "We believe the USSR now hopes 
to rebuild Influence In Hanoi and to deter the US from expanding 
the scope of hostilities. To this end the Soviets would probably^ 
Increase their military and economic assistance to North Vietnam 
to Include additional air defense equipment and perhaps jet 
f 1 ghters and surface-to-air missiles* They would probably also 
offer a full line of equipment for use In Insurgency and 
subversion. The paper doubted the Soviets would undertake the 
military defense of North Vietnam or run very high risks to 
protect It." Again the Community estimate corresponded with the 
events as they unfolded In the months ahead. 


, During the years 1967-1970, cia seriously 
underestimated the volume of supplies entering Slhanoukvllle by 
sea and moving overland to the Vietnamese Communist forces In II, 
III, and IV corps zones. 


With this exception, a review of the primary documents 
published by the Intelligence Community from 1950-1974 Indicates 
a good grasp of the sources and quantity of assistance to the 
North Vietnamese. The growing role played by the USSR In 
providing weapons and supplies Is well covered. Estimates in 
general realistically estimated the degree and extent of Soviet 
support. 
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CUBA 


Summary Evaluation; During the years 1957-1960, 

Intelligence Community estimative performance was fairly 
creditable, alerting senior US Government officials to the 
likelihood of Communist domination of the Cuban regime. Its 
expected anti-US and pro-Soviet nature, and anticipating Cuban 
support for subversion In the rest of Latin America. On the 
matter of Fidel Castro's own beliefs and Intentions, Community _ 
assessments were more ambiguous In the early days of the 
revolution and the post-Batista government, but clearly 
documented his growing acceptance of Communists and Communist 
doctrine. 

25X1 


Communist Domination. Four months after Castro and his 
minuscule force landed on Cuba (2 December 1956), a National 
Estimate — NIE 8-57, “Political Stability In Central America and 
the Caribbean Through 1958", (23 April 1957)— warned that 
Communist capabilities were likely to Increase In Cuba, although 
they did not then represent a serious threat to any regime In the 
area. The Batista regime was given only an even chance of 
surviving the period of the estimate, with a military junta the 
most likely successor. 

By November 1958, SNIE 85-58, “The Situation In Cuba,“ 
was pointing out that the situation lent Itself to Communist 
Influence In the 26th of July Movement. The two succeeding SNIEs 
In 1959 pointed to growing Influence of the Communists, 

Identified Raul Castro and Che Guevara as staunchly pro- 
Communist, and described the assignment of Raul, Che, and other 
Communists to key governmental positions. Three Estimates In 
1960 projected the essentially total domination of the country by 
the Communists, the close ties with the Soviet Bloc, and Cuban 
Intentions to support revolutionary groups In other Latin 
American countries. 

Fidel Castro. The several papers referred to above also 
attempted to assess Castro's Intentions, Ideology, and views of 
Communism. Early-on (November 1958) he was described as an 
agrarian reformer, not originally anti-US, but having recently 
adopted an anti-US propaganda line used by Moscow. Subsequent 
Estimates showed his gradual acceptance of Communist support. 
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tolerance of Communists In both the 26th of July Movement and the^. 
government (especially Raul and Che) t and his personal commitment 
to assist revolutionary groups elsewhere. Even In late 1959 It 
was judged, however, that neither Raul, Che, nor the Communists 
were able to force Fidel to adopt policies he opposed. Fidel was 
seen as dominant, and not disposed to accept actual direction 
from foreign sources, but susceptible to Communist Influence 
because his views and their line In Latin America were parallel, 
and he needed their support. 

In a mid-June 1960 Estimate, NIE 85-2-60, "The Situation 
In Cuba," although the Community was still unable to decide 
whether Fidel himself was a Communist, It was stated that he 
regarded them as helpful and reliable, and judged It difficult 
and largely academic to distinguish the policies and actions of 
the regime from those of an actual Communist government. 
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SIN0-S0VIET SPLIT 

The Slno-Sovlet Alliance was formalized by treaty executed 
on 14 February 1950. The first NIE dealing with the relations 
between the two nations, NIE 58, “Relations Between the Chinese 
Communist Regime and the USSR: Their Present Character and 
Probable Future Courses of Action, - was produced In September 
1952. This paper concluded that Peking accepted Moscow's 
leadership In the world Communist movement. The Estimate 
acknowledged that the Chinese retained some capability for 
Independent action and were In a position to Influence the 
formulation of Communist policy In the Far East. 

The paper surfaced the major Issues which the two nations 
were likely to find contentious In the years ahead. Quite 
prophetically It speculated that Soviet efforts to extend their 
control over the Chinese would In the long run weaken the bonds 
between them. 

In June 1954, NIE 11-5-54, "Soviet Capabilities and Main 
Lines of Policy Through Mld-1959," discerned no change In the 
basic relations between the two countries. 

It was In 1956 that the Chinese began publishing their views 
on Bloc matters and In 1958, over Soviet reservations, they 
adopted the "Commune" program to speed their progress to 
Communism. . 

NIE 11-4-58, which forecast the main trends In Soviet 
capabilities and policies 1958-1963, accepted the premise that 
China's growing power had made the Slno-Sovlet relationship more 
nearly one of equality. However, the paper stated that though 
frictions might make the relationship more sensitive and 
difficult, there would be no serious split between them. 

This conviction was reaffirmed In NIE 11-4-59, "Main Trends 
In Soviet Capabilities and Policies 1959-1964," which stated that 
the Soviet Union and Communist China remained firmly allied 
against the West and that this relationship would almost 
certainly continue for the period of the estimate. The 
disagreement over the Chinese attempt to short cut the road to 
Communism via the "Commune" program was discussed and the paper 
estimated that China would Increasingly exercise Independent 
judgment on Internal and external matters. Finally, the study 
concluded that each nation would In the future act more In terms 
of Its own perception of Its national Interests and needs, but 
that both nations would recognize that a firm alliance was vital. 

The break surfaced for all the world to see In the period 
between February 1959 and June 1960. In February 1959, 

Khrushchev claimed primacy for the Soviet Union's position in 
guiding the march toward Communism. In October of that year In a 
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speech In Peking he clearly Implied Soviet disapproval of China's 
truculent foreign policy. The Soviets were openly bitter with 
the Chinese over their attacks on Soviet adoption of a policy of 
"detente" with the West. In June 1960 Khrushchev attacked 
China's dogmatism and narrow nationalism. 

HIE 13-60. dated 6 December I960, almost six months later* 
stated "The most Important development of the past year In 
Communist China's affairs has been the breaking out of the long 
smouldering Slno-Sovlet dispute over Communist world policy." 


A review of the papers published during the period 1952-1960 
reflects consistent caution In challenging the prevailing 
conventional wisdom that held the view that world Communism was a 
monolithic movement presided over by the Soviet Union. 

The papers did Identify the sources of the devlslve 
strains. They speculated about the extent of the conflicting 
forces but until 1960 In each case concluded that the rifts would 
be contained. 


It was not until NIE 13-60 was published on 6 December 1960 
that the Community accepted the reality and Irreversibility of 
the split. 


The persistence of the view that the Soviets and Chinese 
would maintain a superior subordinate relationship was a 
conservative position for the US Intelligence Community to 
maintain. On a "worst case" basis If US courses of action were 
based on the assumption of continuing Slno-Sovlet unity* any 
developments which diminished this unity would logically be less 
challenging to the achievement of US objectives to maintain peace 
and stability In the world than would be the case if there was a 
split. 

In spite of this evident bias, the indicators of growing 
conflicts between the partners were presented In timely fashion 
Speculations as to the future courses were submerged by the 
rational argument that the interests of the two Communist powers 
would not be served by a rupture. 


In total, the Community appears to have done a credible job 
In Identifying, tracking, and presenting the emerging evidence of 
the growing disputes between the two countries. 

The Intelligence Community, however, clung to a conservative 
view that In spite of the growing frictions between them, self 
Interest would prevail and no major rupture would occur. 
Conventional wisdom prevailed. 
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FIRST CHINESE NUCLEAR TEST 


comedy of errors, resulting In an Intelligence success. 



Thus, while the timing of the first test was reasonably well 
anticipated. It was an accidental coincidence, based on Incorrect 
analysis of limited data. It also was the result of Inadequate 
appreciation of Chinese technical skills. Innovativeness, and 
determination In pushing forward with the U-235 gaseous diffusion 
plant after the Soviet departure In 1960 left them with a 
partially completed facility. It represented a single-minded 
commitment to a preconceived notion of the Chinese approach. 

The Chinese Nuclear Program. The Chinese nuclear program 
M as established In the 1950s with major assistance from the 
Soviets, who provided scientific and technical training, and 
aided In the construction of uranium mining and processing 
plants, plutonium production reactors, a gaseous diffusion plant 
for U-235 enrichment, and weapons design. The Soviet departure 
in mld-1960 Introduced delays In the Chinese program. 

An Estimate of 25 April 1962, NIE 13-2-62, "Chinese 
Communist Advanced Weapons Capabilities," judged that enough 
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judgment. In SNIE 13-2-63, "Communist China's Advanced Weapons 

Program" (24 July 1963), that the Chinese advanced weapons 

progr am was more ambitious than previously thought, 
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The Estimative Problem. Information on the Chinese nuclear 
program Mas sparse* of uncertai n validity, and Infrequent 

provenance In the early 1960s* . . ... ~ L.i» 

□ The Community accidentally predicted the 

timing of the first test fairly accurately. Although based on 
misinterpretation, senior consumers had been alerted some two ana 
a half years earlier, that a detonation could take place as much 
as a year before Its actual occurrence, but more likely at about 
the time of the event. The failure to predict the production and 
use of U-235 Is traceable to both Insufficient Information and a 
lack of appreciation for Chinese technical skills. 

Innovativeness, and determination. In the absence of Soviet 
help. In all, there was a preconception of the likely Chinese 
approach, and a failure to consider seriously alternative 

options. 
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LIBYA 


1. The 1969 Libyan revolution which brought Colonel Muammar^ 
Qadhafl to power struck heavily at US political, economic, and 
security Interests In the Mediterranean, North Africa, and the v 
Middle East. Its repercussions still continue. Me have examined ^ 
Community analytical performance on Libya In the five years 
Immediately preceding the revolution, and find that, at the best. 

It was very mixed. Many of the critical elements In the problem 
were flagged and discussed. But the conclusions drawn were In 
retrospect very conservative. Few alternative Interpretations of 
the available Information— and virtually no speculative Insights 
going beyond the data — were published. By and large. It Is 
difficult to support a judgment that from 1965 through 1969 the 
prospects for US Interests In Libya received commensurate 
analytical attention. 


2. Despite the stakes Involved, Community activity was 
sparse and sporadic. A National Estimate was produced in 1965 
(NIE 36.5-6 5: TTFya," 22 April 1965) for the first time In five 
years. (Its predecessor was NIE 36.5-60: "The Outlook for 
Libya," January I960.) More than four years elapsed— and the 
Libyan Revol ution occurred— before the Com m unity undertook a 
revision 
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years Libya sited our 
It moved steadily to 
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Libya also 

became a major tactor in tne us balance ot payments, contributing 
some $700 million to an overall 1968 US payments surplus of $1.6 
billion Its nuisance potentials In this period were 

dormant, and largely unrecognized. 


3. Many of the key estimative Judgments of the period, 
formed at these five year Intervals, were restrictive, projected 
as single case theories of the Libyan future, and seldom re- 
examined! The 1965 NIE set a pattern of analysis with three main 
propositions: 
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Although domestic pressures might Increase, the 
King's authority would maintain a stable, 
conservative, and pro-Western regime. 

Succession probably would pass to the Crown Prince; 
be more troubled; might face future challenges from 
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"nationalist army officers;" would have to deal 
with "a growing sense of Libyan nationalism" and a 
desire to control the new oil wealth. 

— Massive Inflows of oil revenue would create serious ~ 
domestic problems, but "nationalization of the oil 
Industry Is unlikely under any regime." 

Succeeding Agency analyses from 1965 to 1969 were consistent with 
these findings. 


- .a 



Hindsight provides a ready stage for critical 
soliloquies. The major judgments of the period were not 
necessarily faulty In the context of their own time or In the 
light of available Information. They were, however, published 
without recognition that alternative possibilities might deserve 
policymaker consideration and without Identification of 
evidentiary gaps or collection limitations that could affect 
probabilities. Thus, the analytical record contains no 
speculation that the royal regime might not be proof against 
Libya's nascent and dimly-perceived revolutionary forces, and 
Includes no published efforts to explore the content of "Arab 
nationalism" or the possible range of Its Libyan varieties. 
Similarly, there were no estimates of the strategic Implications 
of the ouster of US-UK bases, and no published conjecture about 
the potential significance of a merger of military zealots, 
Libyan nationalism, and massive oil revenues. 
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c. As far as we can ascertain, no alert or warning 
notice was Issued In advance of the Qadhafl coup of 31 
August/1 September 1969. On the Libyan side, surprise was 
virtually complete. The King was out of the country; many 
government leaders were abroad on customary holidays during 
the hot season; key Installations were undefended. The 
entire takeover took less than four hours. Colonel Qadhafl 
arrived on the world scene, unheralded, unknown, and 
unidentified. An Agency study of 9 September noted that: 

"Almost nothing Is known about the political and 


Revolutionary c 
Libya on 31 Auo 

ommana count 
ust 1969." 
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Some three months later In Its new NIE the Community observed 
that, except for an evident desire to have foreign military 
Installations removed as soon as possible and to Identify 
with— the militant Arab line toward Israel: 
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5. An Alternative Hypothesis. One theory of these 
analytical events, which goes beyond any evidence we have been 
able to uncover. Is that Libya In this period was regarded as 
primarily a military problem. With some 6,000 US and UK forces 
In the country (at * time the Libyan armed services numbered 
about 8,000), there may well have been a presumption that the 
military would tend to Intelligence needs. To the extent that 
there Is validity In the conjecture. It provides solid reason for 
the Agency--whatever the appearance of adequacy In coverage by 
others--to rely on Its own. 
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THE OPEC PRICE INCREASE OF DECEMBER 1973 

The Impact of the OPEC oil price Increases of 1973 on all . 
countries became the major International economic event of 1974, 
and persisted well Into succeeding years. The OPEC price Increase 
of 1979 dealt a crushing blow to the world economy. The 
subsequent recession, debt crises for LDCs, and rampant Inflation 
were directly related to the OPEC action. To what extent was the 
action foreseen by the Intelligence Community? 

During 1973 the Intelligence Community produced two 
estimates of the world oil situation: NIAM 3-73, of 11 May, 
entitled "International Petroleum Prospects", and NIE 1-1-73, of 
5 December, entitled "The World Oil Crisis: Economic and 
Political Ramifications for Producers and Consumers". Both 
papers are carefully written, well-documented, and statistically 
supported. Analysis of political and economic factors, such as 
Arab restraints on exports In the autumn of 1973, possible future 
political action, and the reaction of consumers and non-Arab 
producer countries Is comprehensive and adequate. What Is 
omitted from serious consideration is OPEC Itself and Its 
potential for collective action on the price front. OAPEC's 
political action In restraining production and exports Is taken 
Into account, but OPEC as an Institution receives scant 
attention. 

This view of OPEC as a relatively unimportant element In the 
world oil scene was Identical with contemporary conventional 
wisdom In government and business. Astonishment was evident In 
Western circles In late December 1973 and early 1974 over the 
effectiveness of OPEC's collusive action In doubling prices. 
Naturally, prices In the non-OPEC world oil market went up along 
with OPEC's. Neither the OPEC potential for such action, nor Its 
likelihood, was foreseen In the two estimates cited, nor In a 
steady flow of periodical CIA comments on the world oil scene 
during 1973.* Note was taken of the gradual rise In prices 
occurring as Individual countries negotiated with oil companies, 
and the estimative work predicted a rise In prices, in large part 
because of rising world demand and restrictions on supply 
potential, but the prospect of an OPEC administered floor was not 


* NOTE: CIA did not analyze non-Soviet and non-Chinese oil 
developments on a systematic basis until late 1972, when a 
group of analysts was organized and began serious work, which 
has been continuing since that time. Special bulletins on a 
weekly basis characterized Its efforts during 1973-74. 
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part of the picture. 

reports on many OPEC 

government actions always showed the Shah as the price hawk, and ^ 
Yamanl as the apparent dove. 

Subsequent analytic 
products In early 1974: 

pal work by the Community 




stal 

tlstlcally well supported terms the effect 


of the December 23, 1973, OPEC price Increases on the world 
economy. They appear to avoid drawing any firm conclusions about 
OPEC collusive action on prices, or about OPEC's potential as a 
regulator of price and supply. The third Is a serious but rather 
serene study of OPEC. Conclusions were that OPEC would face a 
serious decline In demand and would be unable to pro rate 
production. Therefore, It was not a serious problem for the 
world. (Apparently, one analyst In the energy group had a 
different view which was well sustained by later developments, 
but written evidence has not been apparent.) 

A major International event, with enduring consequences, was 
thus not visible In Intelligence estimates In advance, and seems 
to have been somewhat soft-pedaled In Immediately subsequent 
analysis. Because the world market was tight In 1973, a price 
Increase was logical, and rather easily absorbed by an active 
world economy. OPEC's real muscle was shown In 1979 when a 


colossal 

economic 


price Increase 
activity. 


began Its destructive work on world 
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ETHIOPIA 


1. The 1974 Ethiopian revolution was a major event for 
Africa, for the strategy of the Horn, and for great power 
positioning In the Third World. It shattered the 55-year reign 
of Halle Selassie; transformed the most feudal and conservative 
society In Africa to perhaps the most radical and militant; it 
moved Ethiopia from a close associate of the US to a Soviet/Cuban 
surrogate. 


2. It was not until 1977 that the Community produced a 
steady focus on these outcomes. We have examined the analytic 
work of the period (1968-1977) to review estimative judgments as 
they matured. We have particularly focused on the 1973-1974 
record— some 350 publications. Including periodical Items— to 
determine whether a more speculative approach going beyond "hard 
evidence" but based on reported Information and reasonable 
Inferences, might have been more rewarding In alerting 
policymakers earlier to the revolution's potentials. Our 
conclusions follow. 

3. The Community and the national estimative process were 
not used during the critical early period. Agency estimative 
products--two Tn 1973 and one in 1 974--parti al 1 v filled the 
Community gap . 

a. At the beginning of 1973, the Emperor ruled supreme, 
an absolute. If not devlne, monarch. By the end of 1974, he 
had been deposed, a broken and discredited man under house 
arrest; two civilian governments had fallen; an extremist 
military held power; an undefined "socialism" had been 
proclaimed as the revolution's philosophy; and a largely 
unknown Major Menglstu Hallemarlam had surfaced as the strong 
man of a radical Marxist dictatorship. 


b. The last Community estimate was published 
before these events— SNIE 76.1-1-68: "The Outl ook 
internal Security in Ethiopia." 11 April 1968. 


five years 
for 


25X1 


Ethiopian Revolution and Its 


followed by HI AM 7611-77, "The 
Implications," 28 March 1977. 


c. The 1968 SNIE was a very good paper which strongly 
influenced subsequent Interpretations of Ethiopian events. It 
was heavily Influenced by the prevailing notion that Halle 
Selassie could keep emerging problems In hand but that great 
uncertainty "which could be prolonged and violent" would 
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follow his passage from the political scene . The Estimate 

predicted 

that: "After the Emperor's passing US ties with Ethiopia 

will probably loosen, even If a government generally 
favorable to the US takes office*" 


25X1 


5. Estimative projections by the Agency w ere cautious, 
circumscribed, and constrained to single- case torecasts. wo 
alternati ve Interpretations of the likelihood of a sustained and 
ulti mately successful radical transformation of the state were 
published. ~ 


25X1 


a. Throughout 1973-1974, the estimative focus did not 
widen much beyond the range of the 1968 SNIE. 
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c. 

current 
line of 
restl ven 
and on u 
further 
contest 
judgment 
powerful 
unchalle 
the Derg 


There were some clues and enough Information In the 
Intelligence reporting of the time for a different 
speculation. But occasional 1ns1ghts--on military 
ess and Indiscipline, on emerging “radical forces," 
rban and rural vl ol ence--were neither developed nor 
explored. The Interpretative line lingered on the 
between “conservatives and moderates," and the 
that “the military moderates are stil l the most 
force In Ethiopia" !, I went 

nged until the Armed Forces Coordinating Committee — 
— publicly assumed power In September. 
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e. A year later. 
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largely devoted to tribal and International security problems 
In the Horn--1t did not move much beyond the Agency's 
analysis of the preceding October. Another year and a half 
was needed before the Community, in Its next IIM, "The , -a-s 
E thiopian Revolution and Its Implications," 28 March 1977, 
concluded that Ethiopia, which had been "the centerpiece of ..i£ 
US policy In the Horn of Africa," had been: 

"transformed from a difficult, occasionally 
embarrassing, but relatively reliable client of the US 
Into a radical socialist regime struggling to keep 
control of the country and looking to the USSR, Eastern 
Europe, Cuba, and China for help." 

*************** 




6. As In all revolutions, the Ethiopian analytic problem 
was to Identify the main forces at work and their relative 
strengths; to estimate goals, directions, and pace; and to derive 
a sense of probable, and of alternative, outcomes. In 
retrospect, where hindsight Is always close to 20/20, It Is 
evident that analytics stayed too long with theories of the 
Emperor's authority; dwelt overmuch on "conservatives" and 
"moderates" as the main players; underestimated the radical 
forces and their alms; accepted too uncritically the stated 
desire of the revolutionaries for good relations with the US; 
overlooked the capacity of the Russians to alter their Somali and 
Ethiopian relationships. Above all, there was a failure to 
understand — or to allow for the possibility — that what was 
Involved was not a coup nor a change of regime but a full-blown 
revolution which would, before It was spent, radicalize the armed 
forces, politicize an uneducated peasantry, replace the long 
dominance of the Christian Amharas with that of the Muslim 
Gallas, drastically redistribute wealth and power, and reverse 
the country's alliances. 

7. Clearly, there were unusual analytic and estimative 
difficulties In the Ethiopian case: 

a. Politically, the revolution moved slowly, at times 
Imperceptibly, and often Inconsistently through successive 
stages of apparent moderate reform and constitutional 
revision, expanding radical Influence, and collegial military 
rule, to extremist dictatorship. 

b. Operationally, and unlike the Libyan takeover which 
needed less than four hours, "the creeping coup" which 
deposed the Emperor took nine months from the Neghelle mutiny 
of January 1974. The monarchy was not abolished until eight 
months after the Emperor's arrest; "Socialism" was not 


m 
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proclaimed as official dogma for a year, and another year mas 
required before the outlines of Its Ethiopian variant became 
reasonably clear! 25X1 

c. Throughout these processes, the Derg maintained ‘ T r 
extraordinary secrecy as to Its membership, tactics, and 
goals* The military extremists who ran It were as effective ^5 
In their security as they were adept In dissimulation and ... 
slicing salami slowly. And their alms had no precedent In - 

Ethiopian history: The resolution was historical 
discontinuity run riot* ^ 

8* In the circumstances. It Is not surprising that the 
analytic community took a long time to accumulate the "hard data" 
which the straight-line evidentiary method required to bring 
Ethiopian events Into adequate focus* The basic criticism of 
estimative performance during the period Is not so much Its 
specific analytic conc1us1ons--wh1ch by and large rested on 
assessments of Ethiopian history and the weight of Information 
and evidence available at the time — but Its neglect of 
alternative possibilities. Its reluctance to speculate on lesser 
probabilities, and Its general aversion to conjecturing beyond 
the known data. The system lacked a process or a model for 
dealing with very unlikely outcomes, and thus reinforced 
tendencies to Ignore the apparent Improbabilities, or to assume 
that they would not happen, or to decline to speculate about 
them. And, In consequence, judgments missed or trailed the pace 
of real events. 

9. In the Ethiopian context of 1973-1974, a more 
speculative approach, resting less on evidence than on Insight 
and Imagination, might well have produced a more realistic view 
of the outcome; could have focused collection requirements and 
priorities more sharply on less apparent but In the end more 
meaningful targets; and would have alerted US policymakers much 
earlier to the possibility of the revolutionary changes 
chronicled for the first time In the 1977 IIM. 
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AFGHANISTAN 


An Intelligence Memorandun 

a little over a month before the Tirst pro-aoviec 
coup of 27 April 1978, failed to mention either the pro-Soviet 
Communist KHALQ party or the names of any o f the new leaders who 
stormed Into prominence so soon thereafter. \ 


Indicated the revolution 
was the culmination of more than three decades of Communist 
activity. 

From this time on, Afghanistan was the subject of a ste ady^ 
stream of Community publications. Some, 


25X1 

25X1 


25X1 


were 


noteworthy In the cogency of their exposition ot recent events 
»nrf the alternative options and possible future trends. A 


Afghani scan, 
dim and concluded 
could not be completely 
Community mindset which 
the manifest capability 
overall advantage to do 
alternative strategies. 


discussed the extent of foreign involvement in 
estimated that the prospects for rebel success were 
that the possibility of Soviet Intervention 
discounted. This paper reflected a 
postulated that although the Soviets had 
to Intervene, It would not be to their 
so, and therefore that they would pursue 


25X1 


25X1 

25X1 


updated the situation In 
send In ground forces to restore 
rebellion. On the 30th of July 
doubt that Moscow could settle 
ms. A memo dated 17 August 


country, concluded the Soviets would not 
order In the escalatin g 

expressed 


me a 


the Afghan Imbrogl 1o b*_JtlDlomet1c 

1 070 prepared Kv PS ftF 




speculated that Soviet planners were approaching the decision 
point wherein they must withdraw, expand the advisory program or 
commit Soviet combat units. The paper dou bted that the Soviets 


would Introduce combat 
■Me do not exclude the 
Insure the survival of 


units. A 31 August 
use of limited Soviet - 
the Kabul Regime." 


comoax units 


stated 

to 


A December 1979 memo stated that the Soviets had 
committed themsel ves to continued Marxist rule In Afghanistan, 
Spot Commentaries S tated t he .buildup 

Soviet forces wa s acceleratlng .J 
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that the So viets had significantly changed the nature of their 
commitment* \ 


_\ On 26 December a memo 
the capabilities and limitations of the Insurgents In light 
the massive Intervention of Soviet combat troops. 


of 


In hindsight, the Intelligence Community accurately 
estimated the advantages and disadvantages of Intervention. The 
Community held to a premise that the disadvantages of 
Intervention outweighed the advantages and concluded therefore 
that the Soviets would act rationally In accordance with our 
perception of Soviet self Interest. As real as the penalties to 
the Soviets have' proved to be, we failed to comprehend the 
Imperatives of Soviet policy as they perceived them. We had a 
clear understanding of their capabilities, but we misjudged their 
Intentions. 


25X1 
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IRAN 


In the 1960s and '70s, OS policy In the Middle East was 
closely tied to Iran and particularly to Its ruler. Successive 
presidents visited and entertained the Shah, US Investment and 
exports of goods and services flowed to Iran. The US looked upon 
Iran as a bastion of military strength and political 
and encouraged It to spread Its Influence beyond Its 
1978-79 the entire structure collapsed, and the US 
years faced humiliation. Insult, and vituperative 
Moslem cleric who had replaced the Shah as ruler, 
was the Shah's fall predictable, and what did the 


Community have to say In advance about the Shah's 

Despite a track record of continually extensive and 
< nt.pnsi ve NT Cs . SNIEs. from 1951 through 197 51 


stability, 
borders. In 
In subsequent 
enmity from a 
To what extent 
US Intelligence 
prospects? 


25X1 


It Is perfectly consistent^ 

conventional wisdom of the day. It says In effect 


with 

that the 

monarchy Is strong, unlikely to allow popular participation In 
government, determined to push Its modernization plans, expand 
Its military power and foreign relations Influence, and likely 
strains In the US relationship arising from Iranian 


to 


produce 

national 


assertl veness. 
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A consensus did develop et the end of November 1978 (less 
than two months before the Shah left the country) to the effect 
that the Shah might fall or be removed by the military. This 
consensus Is evide nced In two -alert - meiaflpn^ 


1 

K 

'!* 


addressed to the NSC by the DCI, 
oresentlng a coordinated in telligence Community view. The 
occasion was the onset of the month of Moharram, beginning 2 
December, said to be the time of year Shi 'as get most excited. _ 
The forecast Indicated doubt that the Shah could make It through 
the month, and asserted that If he did, his position thereafter 
would be very much weakened. 

These two alert memoranda give what appears to be a 
realistic assessment, which does touch on the Shah s fruitless 
efforts to appease, the growing strength of the opposition and 
the problems which might affect the armed forces If they were 
reaulred to put down the opposition with force. There Is the 
speculation that the military leadership might stage a coup and 
remove the Shah. A radical opposition takeover of the government 
was considered less likely. The second of the memoranda has a 
more urgent and somewhat panic-stricken tone, and speaks 
forebodingly of possible danger to Individual Americans In ^ 

Iran. (It was apparently written because the credibility of the 
first memorandum was challenged In policy circles.) 

On 15 June, 1979, there appeared a post-mortem of NFAC's 
performance on Iran In 1977-78, prepared by Messrs. Devlin and 
Jarvis* A summary says there was an Intelligence failure, a 
serious lack of recognition of evidence showing the Shan vis in 
deep trouble, and a lack of warning. Much Is made of the point 
that the thought process, or mindset, of the past had continued 
to dominate the estimative work. It concedes that 
fact unusual In 1977-78. It asserts that we simply did not know 
much about Iran's domestic political and social forces. A review 
of the evidence and of the NFAC post-mortem Indicates, however, 
that we knew a great deal about the Iran of the Shah, the 
the SAVAK, the armed forces, and the westernized elite. In large 
part because our contacts— nearly always English-speaking— were 
creatures of the Shah or products of his program. We knew a 
little, but not enough, about the powerful popular religious 
forces l ed by the Mullahs, about Shi 'a I deology , and about 
Khomeini \ " hat was clearly 


lacking was analysis which effectively assessed the correlation 
of forces, to coin a phrase. 

An unclassified analysis of the Intelligence performance 
within the US Government before November 1978 was published by 
the Staff of the Permanent Select Committee on Intelligence of 
the House of Representatives In January 1979. Findings Included: 
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a. There was a warning failure, until October 1978. 

b. Intelligence failure was Intertwined with failure on 
the part of policy people. 

c. Intelligence collection and analysis were weak. 

d. Policy people had such confidence In the Shah that 
Intelligence was skewed. 

e. Intelligence did not challenge this confidence. 

The House study Is based on an extensive review of NIDs and 
Morning Summaries of the State Department, and obviously of a 
■»« ftf other Intelligence material. 


25X1 

25X1 


For the purposes of thi 
of much of the CIA material 
and Jarvis study and In the 
This review demonstrated the 
conclusions. It Is perhaps 
reporting and analysis which 
and which seem perspicacious 
hindsight. They were, more 
not have had wide dlstrlbutl 


s SRP effort, a quick review was made 
clearly comprehended In the Devlin 
House of Representatives analysis, 
essential logic of the Important 
worthwhile to note a few samples of 
ran counter to conventional wisdom 
In the brilliant glare of 
often than not, typescripts which may 
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These few Items are Interspersed In a mass of reporting 
material which throughout 1978 reflects the Shah's Indecisiveness 
and lack of communication with the opposition and the public, the 
frequent changes of cabinets, the disintegration of the military, 
stagnation and collapse of the oil Industry and the economy, the 
growing strength of the bazarls and mullahs, and the rise of 
Khomeini as the Shah fades away. To the extent there are 
official forecasts, (apart from the two alert memoranda of 
Hovembe r- npf Pmbep 19781 they assume the continuation o f the 

regime. Irttn 

is not In a revolutionary or pre-revoi utronary situation. ) 

The Shah was politically dead In January 1979, and by 
February Khomeini was In charge. By autumn our Embassy was 
seized and our people taken hostage, a traumatic experience which 
lasted for nearly two years and from which recovery can hardly be 
said to be In sight. The US government had placed Its bet on a 
regime of extraordinary fragility, believing In good faith that 
It was leaning on a pillar of strength. US Intelligence did not 
really look beyond the facade which the US Itself had done so 
much to create, and the result of reliance on conventional wisdom 
and myopic observation was a foreign policy failure of colossal 
and enduring significance. 
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NICARAGUA - THE NATURE OF SOMOZA's OPPOSITION 


Summary Evaluation, 


25X1 



Beglnnlng’wlth the latter date, senior 
policymakers were well Informed concerning the Marxist nature of 
the Sandlnlstas, the Cuban/Soviet connection, and the likelihood 
of future support for revolutionary movements In Central 
America. The Intelligence analysis and projection were provided 

Thus, they were directed to, and 

probably read by, the highest levels In the Government. 

The Sandlnlstas. The origins, organization. Ideologies, ond 
obiectlves ofthe f-SLN were fullv desrrihprf in an IIM, "The 

Variations in 

doctrine and In flexibility of the three constituent groups were 
analyzed: one — the least doctrinaire — was willing to cooperate 
with non-Communlsts, but the others opposed such cooperation. 
There was no unified command, and working levels functioned 
Independently. 

In mid-June and early July of 1979, an Alert Memorandum 

yarned that Marxist FSLN 

forces, with support from antl-SomocIstas who did not necessarily 
share Marxist Ideology, were likely to prevail. If they did, 
they would probably try to form a coalition government and hold 
elections. Since this would be unlikely to lead to a stable 
representative government, the FSLN would then assert Itself and 
establish a Marxist regime resembling Castro's after Batista's 
fall. Cuba would be recognized and the US condemned. 

Cuba and USSR. The IIM reviewed the founding 

of the FSLN In tKe early '60s with Cuban support, and pointed out 
that the Sandlnlstas had always looked to Cuba for Ideology, 
strategl c gui dance, tactical traini n g, material support, and 
sanctuary. \ j 

stated that Cuba had 

decided In the fall of 1978 that prospects for revolution In 
Central America were much Improved, and was trying to unify 
Insurgent groups. Arms had been s upplied at least twice to the 
FSLN. Not until a June 1 97S I L however, were there credible 
reports of significant numbers of Cubans In Nicaragua^ A 
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anticipated that the 
Marxist government which was expected to come to power would be 
strongly Influenced by Cuba. The Soviets were seen as the 
Indirect beneficiaries— staying In the shadows but providing Cuba 
any needed support. . 


SuDoort for Central American Revolutionaries^ 

predicted that the success 


rTrsuTwreTTTrcnjTa stimulate restive forces In El Salvador 
a nd have profound repercussio ns In Guatemala. — This was followed 


Folio* 

' w ' 


Which predicted that Nicaragua, supported by Cuba, 
\fould cautiously aid other revolutionaries, especially in El 
Salvador, by providing training and arms. 
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